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ABSTRACT 

State programs offer greatest promise for practical 
strategic actions to enhance the quality of the nation's adult work 
force. Three steps in the recursive process that create a model of 
state action are as follows: (1) documentation of the platform for 
action, which consists of currsnt adult work force attributes and 
current institutional capacities to advance the quality of a state's 
labor force; (2) initial decision with respect to short-terin work 
force Miality goals; and (3) subsequent (recurring) decisions. The 
maturation of initiatives in two states — California and 
Florida — offers documentation of the instability that characterizes 
state efforts to address adult work force quality issues. According 
to the first step of the model, the state's role is to translate 
national demographic predictions into state-specific labor force 
quality implications. The goal should be to establish a combined 
early warning system and accessible intelligence network. An 
important component of the latter is an accurate inventory of current 
institutional capabilities. Recommendations for work force quality 
enhancement include the following: (1) investigate better uses of 
existing data systems; (2) document current institutional capacities 
to respond to work force needs; (3) explore the applicability of 
Canada's JOBSCAN concept; (4) expand the scope of reciprocal 
expectations from individuals and organizations receiving state 
benefits; (5) consider the consequences of expanding competency 
certification; and (6) join the Department of Defense in recommitment 
of military training funds to adult work force renewal. (Contains 58 
bibliographic references and 60 endnotes.) (YLB) 
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I. Overview and Introduction 



This pa[)cr is alnuit lliinkiiij!; and aclin«i stral(-*gically (Dixit 
and Bam It is difriciilt to think stratfirically \vh(Mi iiiinic- 

(hair action is (■(Miipcncd by nncontrohahh^ fori-cs. ('oni[)(*ting 
demands lor time and n^sourccs ovcnvhchii good iMt(Miti()n> to 
engaf^(* in thoughtful contiiigcncN planning. Human nature 
causes us to miss oppoi1uniti(\^ to advance our own agenda>. 
Thes(> lost oi)i)ortunities mv conijujunded wIk^u we fail to coun- 
teract uiK*xp<*cte(l events with deliberate Responses, The>e ob- 
senations a|)i)ly to both indi\i(lual and collecti\(^ lu^havior. 

Twenty-five y(»ar> as a |)ailici|)a!it-obMM\(M' in stat(^ planning. 
nianag( nient, aiul assessuK^it of human resoui-ce programs has 
revealed consistent patterns of independent action that cannot 
he chara('leri/(Hl as Mrategically motivated. A recursive model' 
of this [)rocess is outlined in this |)a|)er. This model is then used 
to explain ol)sei\ed patt(Tns in the maturation of stat(* initiatives 
(lesignefl to affect adult workforce competitivent^ss. This histori- 
cal record servt^s as a platfonii for recommending ways to |)ro- 
mote more strategic thinking and action.- 

A f)rincipal theme of this paper is that diversity of both cir- 
cumstance and intention limits the apf)licability of oiK^-size-fits- 
all solutions. Tlu^ stales exhibit different pubHc and private 



ca[)acities to resjMind to adult workforc(^ needs, (governors, 
legislators, and other public and |)rivate voices favor different 
l)rioi ity rankings. Stat(^ economies differ in many resp(^cts: an<l 
the states" incumbent workforces differ in important ways. These 
dilferences represent a strategic challenges but not an insur- 
mountable bairier, to targeted state actions. 

Fiv(^ h^gacies from the lOHOs constrain th(* n^eommendalions 
that emerge at the end of this pa|)er: 

L Fiscal exiirrncy roufiled u itli puhlir cynicLsm. Poll results 
unifonnly conflnii the public's confidenc(* that stale 
e'conomies will rebound. However, tlie timing, fx'nasive- 
ness. an{| vigor of this growth will be mieven. within each 
state and among the 50 states. This is why FIvmi's ( 1991. 
|().>]23) lif(^-cycl(M'oncept is impoilant in the strategic 
action pRu-ess. State revenue shortfalls shift attention 
from scouting about for new id(sis"^ to making defensive 
choices betvve(Mi program maintenance and downsizing or 
elimination. Pnbhc cynicism that is not totally or easily 
reversible tightens the rein on new initiatives, 

2. Strong corporatc/gorernmvnf coalitions. Th(»s(» coalitions 
reilect a fundamental shift in tlu* business community^ 
expectations for state govenmient sharing of traditional 
business hiring and training costs. To sorue extent, this is 
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a prediclahle result of l)asi(» (*()ni|)elilive forces (e.g., 
exposure lo intensified coinpcHition and the unbundling of 
production stages). However, the states encourag(»(l this 
eorywrate response through their own leapfrogging 
behavior (see below for elaboration). These push-and-pull 
forces have created a mutually reinforcing bond that will 
limit future options. 

3. Reduced influence of employee (idiocacy. This phenome- 
non extends far beyond the limited coverage of fonnal 
collective bargaining agreements to include government 
regulations, administrative* enforcement practices, 
judicial intei-p'^etcitions, and other infonnal exp. . ..is of 
'*voiee/' 

4. Public higher education schizophrenia. This situation 
resulted from the simultaneous emergence of two forces. 
First, there was an unsustainable* growth in public funding 
commitment; and second, the student conslitU(Micy 
changed dramatically. Although this is idcmtified as a 
constraining legcicy, it can also b(^ viewed as a rare 
opportunitv to recast missions. 

5. .'1 nascent coalition oj private traininix l etulors. This 
coalition grew rapidly in resjH)nse to th(* availability of 
federal and state government funds and corp<:)rate monies. 
The common interest of th(^se \ (Midors. in retaining a place 
at the tabh^ is reilected in the recent merger of national 
ass(K'iations and in highly visible iincstments in accredi- 
tation rt^finements. These vendoi-s n^pn^se'nt a constraint 
only in tht^ sense* that available^ resources will be spre^ad 
among more parties. They re[)res(Mit an ()piK)rtunity 
because they offer alternative sources ol ser\ ices. 

Additional assurn[)tions that d(*fine the context within which 
future actions will be undertaken include the following: 

I . The obsen ed quality of a staters adult workforce* at any 



[)<)int in lime is the cumulative result of many decisions 
made at different times by individuals and grouf)s whose 
agendas are too diverse to be brought comfortably under a 
strategic action umbrella. 

2. Both predictable events (e.g.. elections and sunshine 
provisions in state laws) and unpredictable events (e.g., 
technological breakthroughs, realignments of internation- 
al allianc(\s, and th(* dynamics of consume- spending) 
result in a constant reshuffling of state opportunities and 
requirements to maintain and enhance adult workforce 
(|ualit\. 

3. Governors and legislators will continue to create new 
[)rograms and to redefine executive agency resfionsibili- 
ties. This results in a growing burden of '^institutional 
baggag(*." 

■1. An easy and relatively safe way to carr) out this *V're- 
ation" is to replicate someone (*lse's previous initiative. 
This follow-the-leader' behavior is a predictable result of 
knowing more al)out what others ha\e done than al)out 
one's own state's need and capacity to act in this way. To 
date, these interstate diffen*nees have primarily been 
revealed ex post facto when legislative and administrative 
refinements occur.' 

5. The political and bureaucratic rewards from action come 
almost entindy from tlu* cr(*dibility and exju^cted results of 
th(* initiative, not from tlu^ actual subsequent historical 
record. There' are many reasons for this imbalance, 
including tlu* tumult of events tlial hamper the after-the- 
fact documetitation of cause-and-effect relationships/* 

6. Most of the forces that affect the (|uality of a state's adult 
workforce do not arise from explicit intentions to l)roaden 
er ^ lowiicnt opportunity, to imf)rove the rewards frorn 
work, or to promote statewide competitiveness. Recom- 
mendations that are in^ 'nded to deepen the impacts of 
strategic thinking and action on adult workfonv cjuality 
must recognize and be responsive to these forces. 
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II. A Recursive Model of State Action 
to Affect Adult Workforce Quality^ 



The stal'-\ as a [xjlilical entity in the United Stairs. ()IT(»rs 
great |)r()mise for practical strategic actions to enhance the 
quahly of the nation's aduh workforcv. The state is already the 
Ux'us of sul)stantial legislation, regulation, oversiglit. and spend- 
ing on adult education, cniplo>nient and training, welfare, un- 
eniploynient insurance, and relateil sup[)()rt sc^n ices. 

Three steps in the recursive pnK'css. or continuous How. thai 
have been extracted from 25 years of ohsenation to create an 
abstraction, or nuxlel, are the following: 

1. l)(K-umentati(jn of. or assuni|)ti()ns about, the |)latf(>rni for 
action, which consists of: 

A. Current adult workforce attributes {e.g.. wliere [)eo[)l(^ 
are located within the state; wlmt their educational 
attainment and work ex[)erience has been to date; their 
age profile as an indicator of the urgency of future 
replacement needs; and recent mobility patterns, both 
intrastate and interstate); and 

B. Current institutional ca[)acities to advance the (|ualit\ 
of a state's workforce (e.g., comnumity colleges and 
other public postsecondary occupational education 
facilities; private career sch(K)ls: community-based 
organizations that sene targeted segm(»nts of the adult 
|K)pulati()n: and work-based learning sites). 



2. An initial decision" {e.g.. at th(» beginning of a gubernato- 
rial term or legislative session) with respect to short-term 
adult workforce (juality goals, which has i)oth absolute 
and comparative features, including: 

A. Absolute thresholds of quality (e.g., pursuit of a 
unifomi minimum literacy standard for all adults who 
come in contact with the state through J TPA. AFDC. 
Food Stamps. Unemployment bisurance. and Correc- 
tions prcjgrams): and 

B. (]om[)arative standards {e.g.. an intention to offer Injlh 
incumb(»nt and prospective 'Mn{)loyeis the same 
packages of subsidized sen* ices as are offered by 
chosen comfx^titor states).'' 

Subsequent (i.e.. n^cumng) decisions to modify earlier 
targets and/or actions already taken to attain th(*sc targets; 
or. in manv cases, decisions to introduct* lU'w goals and 
associated actions witluail any exf)licit reference to the 
previous initiatives. 

This is the reruniiv feature ol the [)rocess. To date, this step has 
larelv ap[)eared to be cast in strategic tenns. As was previously 
noted, this should not l)e suiprisin«;. given the imbalance be- 
tween what is known about the array of [)ossible new actions 
that might lie taken and what is known ai)out reliable indicators 
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of strategic miTcrtions thai ought to ho niado in ordorto rcMiiain 
ill eff('('ljv<* [)Ui-siiil of [jrcviously clcliufd ^oals.'^' 

The timing of. and niolivatioii for. tlicso n^cin'riiig docisioiis 
can h(» split into: 

A, Those that an* dctcnniiuul on oni^'s own ground (i.e., that 
an* tak<Mi in juirsuit of one's own fonvard-hjoking positive^ 
agenda): and 

15. Those that are fore(Ml eitli(n' without substantial warning 
or after futile attempts to a\()id re.s[X)n(ling (c\g.. I'eee.s- 
sions: miiitar\- base or plant elosiiigs and rednetions-in- 
foree). 

The latter defensive actions di'ain resources away from the 
steady pursuit of pre\ iousl) established goals. 

In the next section, thi.s thre(»-ste[) recnrsi\e proces.s is illu.s- 
Irated by examiniiig the maturation ol'lwo states' initiatives with 
r(*speet to adult workforce <|uality." 

Headers wh() are engaged in state human resources [)olicy 
design and management are ex|)ected. at this point ui the pajxT. 
t(» be (^xp(M'ieneiiig a degree of uneasiness with the simj)licity 
and abstraction of the tlu'ce-slep process that has been de- 
scrihed. Step 2 is often taken with little or no attention ha\ ing 
been given to step 1, which means the secjueiice is not obviously 
linear. The weights tliat are given to the A and U components of 
st(^p *i — the recurring decisions — are unprcdictai)lc and there- 
fore exhibit no oin ious pattern. Precisely! This is why a more 
conscious effort must be made to introduce sti'ategic features 
into ibis self-c(Milered and loosely defmed [jroccss.'"* Strategic 
elenu'uts can be introduced as bridges, or bonds, between the 
three steps. 



Kosl(M''s ( [OfU^ ^1) cliaractci'ization of a new economic role for 
states s<M'\es as a tran.sition from ibis concept ual s<'ction to the 
til)plied iilustralions of this aljstraclion in tl;e next s(\'tion: 

,,. an emei'ging state economic V(\\v that is substantially 
diflcrenl from the conven'ional one in three imf)oi1anl ways: 

1 . ... In the n(*w rol<\ economic de\elopment is conceived as 
a process that occurs pre('.>minanlly in the market driv<Mi 
private sectoi'. but is affected in all its phases ... b\ a wide 
range of stat<* actions, which cut across traditional 
functional lines. 

2. ... In the new role, the .state em|»loy.s an active sti'alegy to 
imj)rc)\c its com|)etiti\encss b\ confronlitig and taking 
advantage of |)revailing economic forces. 

3. ... Ill the new role, a fundamentally difftM'cut set oi 
inslitutit)nal arrangenienls is used to accommodate the 
new strategic orientation, institutions that are mor<* 
\ersatile and flexible in p(M'niitting the state to anticipate. 
sp(^ciali/<*. experiment, integrate, evaluate, and adjust in 
dealing with new and changing economic forces. 

Fosler ( \^) even recogni/ed the emulation phenome- 

noii that was highlighted earlier: "()\crtim(\ all of the states 
ha\e teiuh'd to adopt the policies and iiistitutioris forged by the 
leaders, and thus, the basic (vonomic role maintained a ccilain 
similarity from state to state." 

The next section |)resents e\i(leiicc that Foslei's mid-198()s 
conclusion about "new strategic orientation" and "institutions 
that an* nion* vcisatilc and (Icxiblc" was an ovei-stat<Mncnt and 
|>rematun\ \\ ben h^adersliip is illustrated by mosl-iccent-to-act 
exam|)les. then judgments about \ersatilit\ and llexibility may 
be extraneous. By delniition. any initiative* that lies (Uilside the 
contn>l of existing line agencies will he vei'satile and flexible, 
iinlil ihoso (i^encios und other inlorostcd unable to benefit} 
pa rt ie.s ma rsh a 1 1 their legist a t ii e and ot her pot it i eat Jon -es t o 
eornd the mustang. 
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Hi. Examples of Recursion 



California's Employment Training Panel 

OliloniiaV Kinj)l()y!i!(*iir!Vaiiiiiiji IVogmiii (K1T) is jiislill- 
al)l\ raiium> as an inriovaliNc staU* iiiitialivc lo a(l\aiu'<* adull 
workforce (|i«alily/riu* iiiUMit \\r\v is iiol lo rc|iloiif?h already 
tilled sf)il. Instead, selected aspects of KTFs nine years of mat- 
uration are deseriluMl to illii>trate two |M»inl> made earlier: ( I ) 
llu* inevuahility ofstnielural rel'iieinent. and (2) the limited role 
offonual evaluation.' * 

it \> ironic llial the KYV le<ii>lation" was sipu'd 1)\ the (io\- 
cnu)r duriiifi the third (juailer of 1982. al the end of haek-lo- 
back recessions in 1980- 19H2.''' The irony lies in the fact that 
the *Vi!ido\\ of oppoilunily" that opentvl lo ptM'niit creation of 
th<* \\W was (ialifomia's reachini^ an unemployment compensa- 
lion tnist fund level that trif^ger<Ml a maiidalor\ cut in the nneni- 
j)l()vnierit cotn[)ensation tax raU*. which covered eniplo\ers were 
then recjuired lo J)a\ 

Taking advantage of the 0, i percent Kmploymenl Training 
Tax on emplovei*s who had positive l)alane(^s in their unemj)loy- 
nienl eonip(Misation lax account.'" lh(^ California i>egisiaUnr 
simultaneously declared lhal '•|tlhere are [sic| an inadetjuale 
number of jobs in this slate to meet tlu^ needs of those s(Tkii]g 



eni|)lo\ nienl" and then* is an acute need for skilled workers 
in j)ailieular occu|)ations."'" 

Thr{M* cat(*gories of eligible Iraiiu-es w<*r(* idcntilled in the 
KTP*s enabling legislation: 

1. I nem|)loymeiit insurance claimanlM 

2. Recent exhauj^l<*es ol uncniploymciil insurance who have 
remained uii<*niploye(l: and 

.'V Potontidlly (lispliKvd u orkrrs who would otherwise become 
unemployment insuronre claimants |emphasis added).'" 

The enablii^g legislation then continued with obligatoiy 
assurances that: 

|l|he hnids made available h\ this chaj)ter shall suj)plement 
but not dis|)lace funds available through existing [)rograms 
conducted by em|)loy(M's themsekes and public pn)granis.,.. 
In addition, it is hirtluM* the inlenlion of the l/^gislalMre that 
j)rogra!iis developed [nirsnant to this cha[)ler shall not 
n^jilace. j)arallel. supphml. eom|)ele with, or du[)licalc in any 
way alrcaily existing approved appnMitic(^ship programs.^" 
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I'lilikr many other sUWr pro^nwuf, thai have hron authori/jvl 
^[)e(■ill('ally tosohdify the r()l<M)rpul)hc training entities.-*' the 
K\Ys (MuihHng h'gisUition pr(n i^l(*^ that "|n|()thinfi; iit this chap- 
ter shall he conslrned to prccludi* any (Mnploycr from contractinfi 
with any pnhlic or private traininji entity for scMTices. suhject to 
the approval of the panel." This set up a direct lest of'tlie aeeura- 
oy of KoslerV detection of a n(nv stratej:ir orientation involving 
fundamentally (lifler<Mit institutional arrangtMuenls. 

Other important provisions in the KTP's {Mial)ling legislation 
includ'' the follow ing: 

• Pa\inents shall l)e made in accordance ssilh a [xMfonnance 
(■(Hitract under whirdi [)artial j)a\Mients ma\ \)r made 
during training, a |)ailial j)aMnenl may he made on 
phieenient or tetcMition ol'eacli trainee, and not le^s than 
25 perc<Mit ofthe neg()tiat<*d fee is withheld until the 
trainee ha> heen retained in ein|)loyment Idr ^X) days after 
the cui\ of training with a >ingle employer, excc^jit for those 
oeeupation> in which it is not custoinan for a worker to iu* 
employ(»(l ^K) eonseeutive days with a single enii)loyer. 

• The Department of Keonomic and Busines^ ne\ch)j)menl 
shall detennine those firms c(^n^idering locating or 
expanding l)nsinesse> in the state in order to cnahle the 
KmploymerU Training Panel to exficchle the f)rocessing of 
contraet> fortliese finns.... 

• The |KT| pairtd and the Depailment of Keonomic and 
Busine>s Devtdopmenl shall agree within (li) day^ ofthe 
enactment of this sul)di\ ision to a statement of r-oordina- 
tion and |)uiiM)se relating to the nuitual assistance to he 
provided l)\ the|KT| j)anel and tlu' DepailnuMit of 
Keonomic aiul P>usiness Development [)ui*suant to this 
chapter. 

• To assist the |KT| panel and tht* Ix'gislature in assessing 
the* impact ol this chapter ov(t an (^xtended period of time, 
the Km[)lo\menl l)evelopm(^nt DepailnUMit shall (hneloj) 
an<l maintain a contiiuious employment, svage. and heiudh 
histoiy of participants in [irojects authorized pm*snanl to 
this ehafjlei' and of a random sample of urKMUployment 
insurance claimants. The design of this histon shall he 
suhject to the i'e\ ie\s and appn)\al of tlu* \ V.T\ panel and 
the nn iew and reeommtMidations of the l/^gislative 
Analyst. 
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\ sunset provision nMjuired that the KTI^ t'cfuain in effect 
only until Januan 1. P^87. in the ahsem-e of slat utoiy extension 
or deletion. 

Statuloiy relerenees to mandatoiy c(M)|)eration with the De- 
pailment of Keonomic and Business DevelojMnent and with the 
I^*gislati\e AnaUsl are the first hints of strings heing altaelunl 
to the ot^ (M-wise larg(dy autonomous PaiKTs actions. 

At the outset, with a first -year hudget of S55 million."- tlie 
Panel utilized Mastf*r (!onlracloi-s to [lerfonn iriany ol the oul- 
n*ach and management fiinctions that were recjuired to pro(Vss 
training contracts, hichidcd among these [)uhlic-sector and 
l)ri\ale-s(»clor Nhister Contractors were th<» {California Mamifac- 
turers Association, the \m> Angeles (lommunit\ (lollege Dis- 
trict, and the Northern (California Higher Kducation District. In 
other words, out of neeessit) to get underway the cstahllshcd 
[)lay(M's were called uf)on. 'Fhese Mast<'r (lontracloi-s acted as 
agents, or hrokers. on hehalf of the Panel. In addition, the Pancd 
entered into letters of intent to hmd projects dev<doped hy such 
other eiuities as the (California Dejiailmeiit of (^ommt^-ee. the 
i)\]u-r ofthe (Chancellor of (!ommunit\ (Colleges, and the San 
Diego Regional Kmplouncnt and Training (Cotisoilium ilrgisla- 
tuv Ancdyst P)8f)). Individual trainees were selected hy these 
contracting agents. \o criteria, other than the tie to actual or 
ainicipated unemplov m(Mit compcmsation cost cons'*(|uences. 
weie iiujiosed hy the Panel. 

It is ironic that the KTP. with itsnni\ersal adherenccMo 
jieifornuuKM'-hascd contract pavment |)n)e(vlures. was (jui<'kly 
criticized lor early failui'es to ensure that public hmds were not 
heing suhstitutfMl for business in\estments that would othenvise 
have been made: "The l aiu^l should have an in(|e|)endent re- 
\iew of its ojiei'ational pi'dccflurcs and husiiu^ss data re(jiiin*- 
ineiUs to ensure that all feasible j)rogram accomnahility controls 
and nec(*ssan infonnation systems are in plac< " (Young 1985, 
.Tl-C^T).*^' The veiy flexibility and responsiveness that appealed 
to the employer clieiUs \sas immediately target(*(l as luMiig in- 
compatible with [Miulent public management standards.-' 
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Olhcr 1985 rcconuitcruliitiotis rorcoriccliNc nction (Young 
19«5, M-'M) included the lollowiit};: 



pendent nssessitKMil was rel(»ased. The eonelusions of this re}W)i1 
{ iVaininf^ Ueseareh (^(u-|X)rati()n MM), 10) ineiude llie followitif^: 



• 'llu* Pntiel should eonsidei" estiihlishin»i j^oaU and 
priorities lor Iraitiing proi^ranis: 

• 'Flu* Pa.iel ^ll(^uld review its process for dctennination of 
likc»ly dis|)lacenie!il; 

• The Panel should review ils ineduul foi" (lcl(Minini';t< ihe 
fixed fee price; and 

• The Pattel should conduct fuilhci- follow-np on prop'ani 
contplelers [)asl the 9() day retention. 

Th(» b'f^islalive Analyst *s IW) review (j). of Panel acli\i- 
ties Icvehul a harrajic of shots: 

in fjcneraL we coin-lude thai the pan<'l i^ no! inaxinnzinji the 
use of KTP funds to attain Icfiishitive goals. Our i'e\ i<>w 
suggests that, (hic to vague program |M)licies. ICfP primarily 
trains cnif)li}}V(l individuals who pi'ohahly do not (jualif) as 
employees "likely to Im* displaced...." 

Kinally, \\v fmd that KTP*s contrihution to the slat(*'s 
{'conomic de\ elopnienl prohahly is minimah primai'ily 
hecausc then* an* few opportunities lor ti'aining to dramati- 
calK improve tin- future health of a firnu W e helicNc, 
how(*\er. that tlu- pariel could inci'casc MTP's [lotential 
impact on the ccononiy hy intensifying its focus on assisting 
small Imsiness, 

1 lere. the L'gislative Anah^t's ()ffic<» has suhstituted unsuh- 
stanliated assrilions (e.g., "thciv are few opportunities for ti'ain- 
ing to dramatically impro\e the future health of a ilrm") for the 
PanePs vagiKMiess. in addition, having conchidtMl that th(M*c an^ 
few such op[M)i1unities» the Analyst's Office then ciulorsed an 
intensified focus on small businesses. 

W hat is clear is that afl(M* just thr(M* y<*ars. advocates and 
a(lversari<*s W{M*e (»stal)lishing their positions in anticipation of 
ojjpoilunities to amend th(* original enahling legislation. For 
example, in No\eml)(M* P)^i6, just seven months after the Legis- 
lative AnalyslV review app<*ared. a third-party vendors inde- 



The incr(*ase in earnings is estimated to have an ecoiu>mic 
inifjact of over 3 I. () million dollai'son the (California Kconci- 
niy, hi addition KTi^ participants received J?5S().0(H) l(»ss in 
I'l henefils in the y<«ar after training, then isic] in the year 
before, 

The substantial increases in earnings for |)arlicipants, 
pailicularK those in the potentially dis|)lace(l eligil)ility 
group indicate that KTlMraining has led to increased 
productivity among thes(» workers. 

It apj)ears from tlu»se jjrcliminan results that KTI* is 
meeting its goal of reducing imemj)loMiient, [^lacing partici- 
pants in secure well paid jobs and increasing productivity, 
i^it, \m\v sophisticated research is needed to measure KTP*s 
exact contribution. 

Is it any wonder that e\ alualioiis have a limited impact on 
legislative actions? \\ hat is a h'gislator. who is assigned to 
l)erliaps (i\e or more coinniiltees. to make of th(» l^*gislati\e 
Anaivst's report and this contractor assessment^ 

In Februan PW). w ith full awareness of the Pegisla'.ivi* 
Anal;.st's forthcoming n'port schedule, the Panel vote(l to spon- 
sor legislation to return S2() million from its l985-^i() legislative* 
appropriation to the state's imemj)loyment compensati(Hi inisl 
I'lmd :icc{)unt (Kni[)h)ynieiil Training Panel iO^C), HC)). This 
"rehiiid" was <*\j)licitl\ tie(l to administrative cost sa\ ings ac- 
crues! thi*ough |)n.ident management. 

The Panel carefully e(Jucate(l mtMiibers of the l/*gislalure in 
its November l^^if) re|)ort about how its juefemvl measures of 
(*ifecli\(Miess had been chosen to limit-the undesirahle effects 
that actual veiMis planned [)erforniance comparisons have in a 
dynamic ecoiujiiiic conte^xt. ('riticisms of un(iuly high lev{»ls o( 
unencumbered funds were dencctt^d by embracing these figures 
as e\i(lence {)f ah»rt management tc^ininating spending Hows 
when circmnslances warrant. 
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The PaiicPs \v\)()\'\ lo llic Ix'jiislnUirc also (lociiiiicnlcd its 
iitterajiciify ('(H)}M»raUv(* apcMsntMUs with ilu» (lalilornia l)(*pait- 
itu'iil of Coiuincrtr, the Clumccllor's OiVirv (jfllic (^alilonua 
(lominunity ( lollcgcs. and llir Dcjjarliucnl of l- Mucalion. The 
Novcniher 1086 report ciulcd wilh llic following [)ai'agi'apli 
(Kin|)loym('nl Training ranci 1 W), 70): 

To assisi ill this |niark(*ting| oriort. ihc \\uu'\ is cvjiloring now 
appioaclirs to niarkoting by M'okiiig lo coiiiraol \s illi 
appropriate ciitilios thai will work to incroaso tli<' i^iiuTs 
onlreacli to husiiicss and labor in (>aliloriiia. Tlio^o onlr(Moli 
offoils will ho coiidnclod holh a slalowido and local basis 
and iiudii(l(Mnilr(»ach to small and ininorily-owiuMl 
businossos. 

Th('S(» slatoMionls. and hohifid-lh(»-sconos I'ofinoinonts ol its 
da\-lO"(lay jiracticosr'' dcM'iiinc'nl tho l*an(Ts sensitivity lo the 
interests of potentially iiiipoilaiil eoiisliuieiu-ies who might hase 
l)een overlooked in the Iren/.ied early y(»arsol hreakiiignew 
gronnd. 

The Ton r-\ ear period IVoin to l^)?U)eaii be looked n|)()n. 
in retrospect, as a learning intenal. The Panel members and 
stall had lo inrprovise liom the onlscl. Agents, trainees, and 
employer's alike had lo leani the ropes of the new program. And 
those who thought they were poorly se?*\e(l had lime lo rall\ 
their forces to gain a larger piece of the action. 

The l^mel's October 10H7 \(vr.s/e//er reported .Iial •'|a|fler 
niotiths of discnssion. the sc\cn-m(MiilH»r Mmplo\ menl Training 
l*anel approN cd a slatemeiil on priorities and entcria for the 
alloc ?tior] of training funds at its Seplenibei- meeting....""' In- 
cUk '^mong these pi'ioril\ pi'o\ isioiis were the followiiig: 

• The I*aiiel sliall continue lo gi\e priority to training foi' 
e.\j)anding businesses, for business(»s locating i?i llu* siaU'. 
and foi' l)nsin(*sscs locating in areas targeted lor economic 
de\(dopnient by the Dcpartm^nil of Commerce: 

• Th(^ Panel shall conliiuie lo give* special consideration iir 
the evaluation of training contracts for funding' to those 



that provide sjiecial op|M)rtmiilies to minorili(»s, women, 
the disabled, and \elerans: 

• The Panel shall lake full ad\anlag(» of the results of its 
marketing conlracls lo continue and increase outreach to 
small. nuu(»ril\, and women-owned businesses, and to 
labor union^: 

• in order lo niainlaiii a balance among all 1\ pes of training 
the i^uiel shall laigel the allocalion of appro\imalel\ M) 
jierceni of ils funds for li'ainiug for eligible pailici[)anls 
who are :niein|)lo\c(l at the stall of training; and 

• The Pan(4 shall gi\c pi"ioril\ in the allocation of Iraiiung 
funds to training for employeis as part of an o\-erall |)olicy 
()!• slratcgv to irici'easc the compelili\ en(»ss and productiv- 
il\ of the firm's (iaiiioruia operations, and the sccnrilv of 
ein|)loymeni for the firm's ( ialifornia workers. 

This list includes \',\ pri(H-il\ criteria! The fact lhal it l(H)k 
moiUh> of discussion lo reach agreeiuciU on ihis slalemeiU of 
priorities is an indication of how susceptible the KTI* program 
had become lo (|uile ti'adilioual negotiation and con][)ron]ise 
beha\ ioiv. 

bi October PAST, the Panel adopted new provisions that 
( Aiended the normal jieriod lor PTP staff !(*\ iew of contractor 
re(|nesls f(»r funding. This m(Mlificalion increased the re([uircd 
|)aperwork and lenglliened the wailing pei iod — ieopai'di/ing two 
(»f the core elements in the Panel's marketing presentation. 

■\ JaunarN lMP>Ji eoulraeioi' evaluation i-eport (\h)oi"c. \\'ihn>. 
and l^olus .i.i-.t7) offers foiu' conelu^itJiis am! 

reconnnendalious: 

1 . I* ii'"-!. the ev idence suggests that training pi"o\ ided b\ the 
[^mel probablv results in reduced nnemplov incut and 
inci'cased vsages. and thus increased j)r<Klucliv ilv. lor 
trainees. In the absence of a control group which rccei\ed 
no training we camiol sa\ v\ ith ccrtaintv that training 
cdtLsrd lower nnemplo\ menl and higher wages. 

2. Second. lluNUialvsis revealed ilial individuals trained 
under the Kmplovmenl Training Panel are more advan- 
taged than those who enroll in JTPA Title III hlob 
Traiinug PartU(Mshi[) Act dislocated worker] progr«uns. 

l\. A third conclusion lhal can be draw n from this studv is 
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that wliilt* iii(li\i(liial ami social cfiu-ieiH'ies a[)|>par to he 
flirci'tly floriv(Hl from the i^iiu'l's ap[)mach. general social 
(»((uit\ may not. lii fad. the paltcni indicated in th(»sc 
fiiuhiigs is that training s[)()nsorcd hy the Panel is shifting 
to favor more anlagcd. loss-risky retrairuM*s, over the 
less iidvantaged. mon^ nsk\ new-hii^'^. 
4. Finally, this study illustral{'d a method to track and 
evaluate the impact of chang(^s in Panel policy. 

(lonelusions 2 and 3 provide additional evidence that the 
Panels <icti\iti<'s \V(M-e nou heing judged hy dillerenl criteria 
than were set forth in the enabling !(»gislation. (Conclusion 
4 indicates how litth^ attention had heen gi\(Mi to the enahling 
legislcit ion's mandate* that "... a continuous eniplo\ ment. wage, 
and henefjl histon of partieipallt^ in projects authorized pursu- 
ant to this chapter and (»f a random sample of uneniplo\iU(Mit 
insurance claimants" be maintained.-'" 

The PanelV July 1990 Annual Plan I99(}'9l'' note^ ihat: 

li|n 1982. when the* State L'gislalun^ [lassed the legislation 
creating the Panel. (iaIiforniaV average annual unemploy- 
ment rate was nearU 10 percent, one of the highest rate> in 
vears. Among the reasons for thi^ high unemployment rate 
was a tiumher of de\astaling plant closures. These closures 
l(Tt hundreds of experienced. highK skilled pe!>onMm(Mn- 
ployed. The initial focus of th(^ Pant^l was to train these 
di^f)laced workers for new emplo\ment in good, well-paying 
johs. In the \ears >ince then. California's economy, and lh(^ 
persons who recjuire training, have changed dramatically.... 
Businesses still have training needs, hut the (Muphasis now \> 
on maintaining a competitive (ulge h\ [)ro{iucing the highest 
(jualitv product possible. The (California economy today is 
being challenged by competition from other states nud 
overseas. Th(^ stale's success in meeting that challenge will 
depcMid largel) on its ability to maintain and improve a 
skilled and productive work force. a result, a growing 
numb(M-of businesse> are n^iuesling Panel funding for 
retraining (^xisling emplo\ees. 



Assembly Bill 28. effectiv(» in Jamiaiy \9<X). recjuires the 
Panel to: 

})rovide for a cooperative network with other state and local 
agencies and set aside specific dollar amounts for upgrade 
training. demon>tration projects, and [irojects that will 
retrain newly legalized aliens und(M' the Immigration Kefonn 
and Control Act of 19f^) (Stevens et al. 1981 . 5). 

The 19W-91 allocation of SKK) million*" was now earmarked 
in the follow ing wa\>: 

• lo.f) percent to new hires and those who had actually 
received layoK notices: 

• 20.0 |>ercent to small business [projects: 

• 20.0 pen-ent to retraining programs: 

• 20.0 percent to the California Supplier lnipro\em(Mjt Plan 
(oi- similar programs)*': 

• 8.0 percent to Interagenc\ Special Considerations*-; 

• .5.0 percent to plant closure responses: 

• 2.7 percent to upgrade training jinijects: 

• 2.7 percent to demonstration projects: and 

• ().() percent to Immigration Refonii and Control \ct 
projects.** 

It is reasonable to conclude from this eanuarking tliat the 
KTP program has adaptt^d*' to its environment (i.e.. the Panel's 
allocations now reflect the cumulative influence o\er eight yeai^s 
of governors, legislaloi-s. and California's version of Kolderie's 
"spending coalitioiis"**). 

A final important ^•tipulation in Assemblv Bill 28 is the 
loll(jwing: 

I A|d{liti{)nal standards shall provide that payments not be 
considered eaniecl until a showing by the c()ntractor has been 
made that the training has resulted in measurable pnuluctivi- 
t\ or other improvements that result in a net hen(»fit to the 
(Jalifoniia econotny.*^' 
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This provision is a direct result of a nuilli-stat(» cleiiioiistratioii 
project sponsored by the National Govemoi*s' AssfX'iation. 
The July 199() Panel i\(>ivsl(>tter reports that: 

lt|he Panel and the (Ihancellor s Office. California Comnuini- 
ty ('<)llege/Kcononiic Development Network recently have 
joined forces on two ini[)oi1ant projc cts. One is an interagency 
agreement designed to inipiove coordination hetween the two 
agencies. lUder this agreement C()C(](7Ki)>Net w ill dcnelof) 
a data base on college hased Panel programs, prepare a 
marketing plan for use w itiiin the COCCC's live regions, 
prepare infomiational brochures, and conduct icgional 
seminars about FVIT targeted to community college slafl and 
employers.^" 

Unally. the I^inePs Summer 1991 \ewslptter bt^gins with the 
followiiig sentenc(*: *Mf there are two words that best (lcsci'ii)c the 
Kmployment Training PaiK^l's goals for Fiscal \ tnir 1991-92. 
they are 'Market* and *C(H^rdinate/" The .\(nvsl('tter continues: 

Many of these (objectives (Mnphasi/c the nccti for the Panel to 
take a more pro-active approach to addressing the needs of 
(lalifomiaV workers and busitiesscs by nuirk(^ling its |)r()gram 
directly to those occupations, iiulustries, and regions with the 
most potential for gi'owth. Tlie objectives also stress increased 
coorxlination with private industn" councils, vocational 
education providers, business and labor organizations, and 
other government age*ncies.^^ 

In addition to the previously cited funds allocation categories 
for 199()-9L the 1991-92 Budget Act n^juires the Panel to allo- 
cate S2.7 million *'to train and employ pailicipants in the Greater 
Avenues to Independence ((/A IN) pn)giam/" 

The PanePs 1991-92 Plan also focuses on "an analysis of the 
economic and UiIkm' marke^l trends for ten economic regions in 
California. These lalx)r mark(*l regions n^prt^sent areas with 
similar economic characteristics and emj)loyment [)alterns." 
Flymrs (1991a) research suggests that this analysis should focus 



on Jirnu wilhin industries because of life-cycle differences at the 
more aggregated level. 

At tiie beginning of this subsection, it was stated that ''select- 
(hI asf)ects of KTFs nine years of maturation are described to il- 
lustrate two points made eariier: (I) the inevitability ofstaictur- 
al refinement, and (2) the linvited role of fomial evaluation." The 
maturation chronology- that has been described here dm'uments 
both points. The recommentlalions found at the end of this pa- 
per^'^are intended to introduce more strategic thinking into the 
slmctural refinement [>roc(*ss of state [)rograms like the FTP. 
Given the predictable recursive process and what is known 
about lif(*-cycle [)all(»nis. what practical changes can be made to 
promote the Panel's future contribution to California's economy? 

Enterprise Florida 

This sul)st*clion describes a ver\ different chronology-, l)ut 
one that complements California's Fmploymenl Training Panel 
as an exemplar of the three-step recursive process. Florida's 
current status is particularly important as a platfomi upon which 
this pa|)er"s recomnuMtdations can Ix* test(*(l. 

In I9C)8. Florida became the sixth state to establish an in- 
dustn-specific training program.^" The employer-eligibility 
criterion forfimding through an Industry Ser\'ices Training 
Pn)gram is that the busiiK^ss be new. expanding, or diversifying. 
The intent is to supplement ongoing vocational education pro- 
grams in circumstanc(^s in which a local education agency could 
no^ be exfx^Med to have anticipated the need in a timely nuin- 
ner. (Competitive* rivalry comes into play in the detemiination of 
which local educatiott agency will be given res|X)nsibility to 
conduct an a})[)roved training [)n)gram. All training programs 
are conducted cooj)eralively. with the lo<-al educational agencv 
taking responsibility for the required * raining or for training ii: a 
geographic area, or with the agency being designated by a 
regional ctwrdinating council. FroiTi a state administrators 
standpoint, this range of choice is a distinct strength. 
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Ill 1985, 17 years after tlie liuiiislr\ Sm ices '^'^aiiiing quick- 
sUirl projii'am was authori/xMl, ihe Florida lA'gislaUnv passed a 
Sunshine State Skill> Act. with an initial appropriation of 
S7(XUKK), to he ailministered by the State Hoard of Comnumity 
Colleges. An Keononiie l)evelo[)inent Advison (loinntittee, 
aptH)inte(l hy the Comnuinity College Board, issues periodic 
requests for proposals fi-oni the state's 28 eoininunity colleges. 
The }nu-|.M)se of these grants is to pro\ ide "instinclional [pro- 
grams that coincid(» with targ(»ted euirent and future (MU[)loyer 
requirements." Participating businesses must at least match the 
gi'ant amount, and secjuential awards to a single business entitv 
are pemiitted. For 1989-^X). the Sunshine State Skills Coipora- 
tion budget had increased to S.'^.9 million." 

The (juick-stail and reciuest-for-pn>|X)sals a[)proaches are 
con\plenientan in some respects and competitixe in otlu^rs. 
Timeliness of response distinguishes them, as does tiie require- 
ment of an em[)loyer match in the Sinishine State Skills pro- 
gram. However, each com|>etes for tht> same |m>o1 of general 
reve*nue hnids that legislator> are [)reparetl to commit for tn-o- 
nomic develo[)inent purpos(»s. 

These two generic industn -specific training initiatives were 
complemented in 1987 hy the cn'ation of a third public/[)rivate 
partnership program: (](MUei-s of Klectronic Kmphasis and (Cen- 
ters of Klectronic Specialization ((rrisham I9^i8). Fifteen Cen- 
ters of Fh'ctronic Fmphasis and sixteen Outers of Klectronic 
Sp(»eiaiization were located at community colh^ges and v(K'ation- 
al-technical cent(M>^ throughout tlu* state. Based on 1987 bud- 
gels for each of the centers operating in that \ear. these 
[programs were receiving more than SI million of state lunds. 
The [)artncrship in\olved the Florida High Technology- and 
Industr\ Council, the Florida Slate Ix^gislature. the Division of 
VtH'ationah Adult, and Community Kduc .ition. the I)i\isi(m of 
Comnuinity Colleges, a private electronics induslr)-. and the 
I'nivei-silN of South Florida ((»risham 19^i8). 

The [)urf)ose of the Centers for Klectronic Kmphasis was ^Ho 
■promott* a climate of excellence in edueation, as>nre a >upply ol 



quality teachei*s. strengthen educational [)artnei*ships. and pre- 
pare students for a oomptHitive world marketplace through 
state-of-the-art training in partnership with state-of-the-art 
industr\- guidance." The Centers of Klectmnic Specialization 
"were initiated to providv exemplar)*, industry' based training in 
advanced or specialized electronics arccis." 

Thes«^ complementaiT school-bast^l and industr\-hased 
ap[m)aches in the tdt^'tronics field were said to be just the visi- 
ble tip of a [)ul)lic/private [jartnei-ship iceberg. ''A statewide 
rc[)lication plan has b(HMi implenuMiled and long range goals are 
to develop eentei>^ in twenty-two [additional] community colleg- 
es and eighteen [additional] area vocational scIkkiIs." In 1989, 
six additional (K'cupalional areas were under ^tudy for ft dure 
develofMuent. 

Kloridas l989Cencral Appn)[)riations Act '-'directed Flori- 
da s BoslsecondaiA Kducalion Planning Commission to: 

conduct a study of the Sunshine State Skills and lndustr\- 
Scn ic(^s IVograms. The study shall analyz(^ th(^ goals, 
objectives, operating procedures and any measurable 
indicators oftht* eff(^-ti\eness of the iwo programs. 

In Febniar>* n>^X). the Post>econdar>- Kducation Planning 
Commission (199(X ii-\) offtTetl 13 recommendations, including 
the following: 

• In order to (Mihance c(K)i"dinalion and communication 
betw(vn th(^ lndastr>- Senices Training IVogram and 
Sunshine State Skills Program. |(lesignate(l[ individuals 
should seneas full voting members of lx)lh the lndustr\- 
Sen ices Advisoiy Council and the Kconomic Develop- 
ment A(l\ison Committee.... To further improve c(K)r(lina- 
tion of the^e two discrete programs, the SSSP should be 
limited to providing training to upgrade* the skills o{ 
emplovees of divei*sifying and exfianding businesses 
ab*ead\ locatecl in Florida. Quick start programs for new 
industiT should solely Ix* the responsibility of ISTP. 

• The ad\isor\ councils for the two programs should 
exercise particular diligence to ensure that (a) training 
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funded through ISTPinul SSSP is iiol already 
availahle ihrough the local eoiiinuinily e()llog(\ school 
distriet. or pri\'ale industr)' eouueil. and (b) the training 
promotes economic development hy [)i()vi(ling specialized 
entiT-level skills to n<nv workers or su[)plemental skills to 
current employees w hose joh descriptions are changing or 
expanding. 

• The authorizing legislation for the SSSP should he 
clarified to sfjecif) that the {)rograin should only he used 
to support those ad\ anc(»d technical skill training lu^'ds 
wliich are at a level commensurate w ith the postsecondary 
vocational programs offered hy communitv colh^ges. 

• No additional SSSP funding should be made available for 
management/supen isoiy or health can* training until a 
d(*tennination is made that appropriate cuiricula and 
instructional materials are not already available. 

• The (Florida D(*partm(Mit of (iomnuT Taig(^ted indus- 
trial (Cluster i.ist should continue to be used within the 
hidustr\- Sen ices Training Program and SLmshiiu* State 
Skills Program. 

• Both the ISTI^ aiul SSSP >\u)uU\ require that the name and 
social secinity number of (uich [)ei"son trained through 
ISTP and SSSP hinds be c(>llect(^d and mainti^hicd by the 
state agency responsible for administering these pro- 
grams. 

• in addition to f)rogram completions and [)lacement> other 
indicators of effectiveness should be de\ eloped and 
monitorecl in each progiam by the state ageiu^y n^sponsi- 
hie for administering the>e piograms. 

The 1991-92 budget of th(* newly nMiamed Sunshine Slate 
SkilU Pro(hictivitv and Technolog\ Program is onlv S33().(KK). 
and there is acti\e consideration undensa\ of eonibining thi> 
progicim with the industr)' Sen ices Training Program, and then 
relocating tlu* consolidat(Mi f)rogram in a ne\s administrative 
home, Th(^ Centers of F^lectronic Kmphasis and Centei's of Kle( - 
tronic Specialization programs are h(Mng dismantled. Hiese 
changes indicate how vulnerable slat(" initiative's arc to fiscal 
exigenci(*s and to change> in (»xecuti\(^ (leisonalities. 

hi 1988-89. the Florida Chamber f 1989) sponsored Corner- 
stone "to [)romot<^ new strategic directions for Florida's future." 
This led. in tuni. to SHI Inleniationars ( 1 Wl , .Vug. 20: 10) 
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prcfiaration of a strategic implementation plan entitled "Knter- 
piise Flonda." The stated rationale for Knterpri>e Florida is a 
"fragmented economic de\-elt)pment system today" (i.e.. fragmen- 
tation, lack of leadershif). no critical mass). The recommended 
solution is to "create an integrating force to provide leaderslii[). a 
means to network and leverage resources." The suggest (*d frame- 
woik fordoing this is a reorganization of the basic way in which 
the stat(» deals with industrial clustei's. regions, sen ice deliverers, 
and foundations (i.e.. human resources, capital financing, techiiol- 
og\' research and developmern. j)hysical infrastmcture. tax and 
regidators climate, and (quality ()f life). The pro}M)sed new relations 
identify a Board of Directoi-s for Knleqjrise* Florida, with separate 
Research and Marketing branches to address Regional sen ice 
deli\ei-ers and statew ide industrial clusters. The following five 
entiti(»s are seen as the building blocks for this initiative: 

1. Florida r''chnolo|i\- I-^artnei-ship (]oi])oration: 

2. Fnt(M*|irisc i)evcl()[)mcnt Coiporation: 
.'). Pri\ate Sector Risk Capital Pailncrshij): 
4. Floi ida Development Finances and 

o. Florida Training Partnership. 

A three-year Migration Plan is proposed, with fiist year en- 
abling legislation, funding, staffing, and strategic planning, 'lliis 
timing would be ideal for Florida's sen ing a> a state laboratory for 
the recommendations that are j)ropos<*(l at the end of this pa[)er. 

California and Florida — Once More 

Thes(^ chronologies have iieeii offered as documentation of 
tlu* instability that characterizes state effoi1> to addicss adult 
workforce quality issues. To some extent, what has b(vn described 
can be characterized as a natural and desirable flexibility to re- 
main responsi\(* to changing economic conditions. However, much 
of the institutional modification is a consistcMit maturation [ih(*- 
nomenon that has been ohsened in main other state* sc^ttings. The 
goal of the remainder' of this pafKT is to develop practical solutions 
to the eurr(Mit haphazardness of this recursive proce>s. 
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IV. The Importance of Step One 
in the Recursive Model of State Action 



Til*' (ialitoniia and iloridu casc-lii^turit^s o'' pr<)«riani matura- 
tion lofiiscd on step 2 (an itiitial polics decision) and step '^ 
(sul)se(jiirnt |M)lic\ decisions) of the llircc-stagc model. Neither 
ol* these e\ainph'> [)ro\ide> nuieh insiglit into the impoilanee of 
ste[) 1 -an np-to-(hit{' underMaiKhnt: of a state's cinTcnt work- 
force (jnahty and \nih\w ami private ca[)aeities to acKanee the 
level of (juality. This >nl)>ectioii addresM*^ tlu'M' stt'p I issues to 
complete the platfomi (hut 'i> re(|nired hefoiv mo\ ing on to prac- 
tical recommendations for state action^ to promote adult work- 
force (juality. 

Current Adult Workforce Quality 

Th<» Hudson lnstituU»*s H}8T conclusions ahout thechange^ 
that will occur i!i workforce com|)osition durin^r the H>a)s are 
well k!K)wn (I .S. Oepailr.ient of labor 1987) — slower o\erall 
jirowth; a rising average age and shrinking pool of young en- 
trants: more women and minorities among the flow of(Mitrants; 
and a substantial iiicreas(> in immigration. 

These conclusions are often appealed as if the\ are tniths 
with unifomi applicahilit\ in New ^ ork (!ity: Snow Hall, Arkan- 
sas; P(H'uliar, Missouri: and l^i Jolhu (California. In fact, the rate 



of growth and change in eom[)Osilion of a state's adult workforce 
are subject [o rc^iorhsfn'rijic forces that are bcNond the direct 
control of state authorities' ' and that differ among n^gioiis. It is 
not clear, for example, whether a stale's h'gislative and judicial 
actions create or ren<'cl a pailieular en\ ironment of tolerance or 
iutolerance. 

The state's role is to translate thes<' national demographic 
predictions into .s7f//e-,s"p>c("//c workforce (|uaiit\ im|)lications, 
KUnn's life-c\cle concept and recommendations an* jKMlinenl 
here, as is the analytical approach recently endorsed in Florida. 

The {»bjecti\e should not be to descrilu^^er.sr.^' lnst(Ni(h die 
goal should be to establish a conibiiied early u aniirifr system 
and arvossihle intellii^rnre nclHvrh\ which compl<*ment eaeii 
other. The early warning role is to alei1 both public and private 
paili(»s to the apparent eimM'gfMice* of a new vulnerability in the 
stater's adult workforce. This warnitig may be of three t\pes: ( I ) 
detection of a totally new problem: (2) revelation of a new de- 
gree of severity of a previousU ide!itilled problem; or (3) discov- 
er of a significant change in the speed at which a problcMU is 
emerging. This earb warning syslctii. as a component of step I 
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in the llirw-phasc rccui-sive* iiUKlel. would sound the alanii of a 
need for ihc drcisivc action of step 2. 

The aec(*ssihle intelligence nelwoik's rol(* would h(* to ste[) in 
after the alami luis Ix^vn sounded. Once a need for slef) 2 action 
is recognized, there is usually an ur<ient scrambling for guid- 
ance aI)()Ut wIuU to do. To some extent, this disanay i> inevita- 
hle,'*' However, much can he done to estahlisli and maintain a 
better (luick-resj)onse capability in suj)jM)i1 of more infoniu^l 
step 2 (and step '.\) (l(»cisions,'^' The recommendations section of 
this j)aper responds to that need. 

Institutional Capacities to Respond 

A penasive deficiency at the stale knel is limit{\l awareness 
of what juiblic and pi'i\atc resource^ can be maishalh^d in rc- 
spons(M()a n(n\ ackilt workforce (jiia lit \ priority. An iiii[)ortant 
(■omj)onent in the "accessible intelligence network" called lor in 
the previous subsectictn is an accurate in\enloi'\ of cun*ent 
institutional capabilities. The abstract difference of circum- 
stance tlieme becomes ven concrete here. The hislor\ of [)ublic 
and })ri\ate postst'coudan education is difftTcnt in each stale. 
l.<Mig before tluM-urrent focus on indiisliT-uni\ ersit\ consoilia 
as a core feature in the states' aist^nals.'* the stales wrw en- 
gaged in a vigonuis coniix'tition to create occuj)ational educa- 
tion o[)p()rlunities for ackdls.'^' 

Public vocational eclucalion in (he L iiited States is state- 
specific in governance, scope, and consecjuence. It is naive to 
engage in futile dc^scriptions of the role for vocational (ulucation 
in this countn. There is no single identifiable niche.'*' fiowever, 
Brint and KaraluTs conclusion about historical (and current) 
tuniioil within con^munilv colleges applies e(|ually \\(dl to anvi 
\ocational leclmical scIkhjIs. to vocational pn)grams within 
c()m[)rehensi\e high schools, anil to the v(M*ational offerings of 
nonprofit, community-based organizations: 

|T]he community (•ollege has been bufO'ted throughout its 
histon b\ the eontradiclon pressures of caj)ilalism and 



democracy* efficiency and equality, and diversion and 
democratization* as it continues to be an arena of ecmnicting 
forces today. Although constrained both by organizational 
intei'ests and the logic of the larg{»r society in which it is 
eiulHHlded. the community college faces a future that is, to a 
considerable extent* a matter of choice (Brint and Karabel 
1989* 232). 

Today's excitement about Tech-Prej) combinations of sec- 
ondaiT and postsecondaiy occujuitional skills ceilification re- 
(*alls Lester Thurow's (1976) obscnation 13 yeai-s ago: 

Because of llu* rational e\er-j-)resent desire for higher (juality 
workeis. then^ will always be a market for thos<» with 
background characteristics that indicat(^ that the\ are 
su[)erior to other unemjiloyed individuals. In this cn\ iron- 
ment occupational (education ma\ \icld j)rivatc benefits, it 
can ccrliiy suj)eriority. but its social benefits will be zero. 
Kveiy person trained and emj)loyed will simply displace 
someone else fiom the roles ol' the emj)loyed. Training will 
n(Mther raise employment nor output. It merely reshuflles the 
un{Mn[)loyment. 

li thos(M)f you who are in cK'cupational education ask 
whert^ labor shortages will exist oNcr the next fi\c y<'a!S. the 
ord\ tnithhd answer is nowh<M<*. \<Mtberthe uoniial growth of 
the (M'onomy or changes in its lechnologN are going to create 
skills demands that cannol be met out of the existing pool of 
skills or {}ut of sim[)le infonnal on-the-job training.,.. 

In an underemployed environment, all education is 
sim[)ly a ceilification pioecss rather than a skill-cr<'aling 
process. \ ou are playing a zen)-sum ganu* where tlu* w inner 
is not a person with sonu* needled set of skills, but a pei^on 
wUi) can be certified that he or she is relativ(dy sUf)erior to 
other })eifectly competent job applicants. Occupational 
eclucation will be privately successful (i.<\. yield jobs and 
earnings) only to the extcMit that it is p<M'ceived as a su[)erior 
source of workers. I)(K's it general<^ good cn^dentials':' 

It is Ml to others to debate the im[>oi1ance of zero-sum sub- 
stitution effects in iIk^ states' adult workforce education and 
training initiati\es. Kach state, community colh^ge. area \oca- 
tional-tcehnical school, and the like is selfishlv nu)li\ated. L-t's 
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admit this, and llion ask: iVwcn these tnolivcs, whal run he done 
to promote the three aduh workforce quahlies set iortli in eiid- 
10 — ()pjx)rtunity, ineenlive, and equity? 
Th(^ cun-ent vogue is choice:''' An increasingly iinportanl 
player in offering choice is the private vendor of occupational 
training ser\'ices. Twenty-two years ago, A. Har\ey Belitsky 
(1970, 1.5-16) wrote the following prophetic words: 

Private vocational sch(K)ls are likely to experience consistent 
growth in enrollments and greater general acceptance as an 
imiwrtant training resource for pei-sons who do not attend 
college.... 

The types of coui-ses offered in these highly llexihle ^ 
sch(K)ls will l>e a function of at least four factors. In the first 
place, the schools will continue to adapt to those areas of the 
economy undergoing expansion and innovation.... Second, 
and especially within a specific community, the pri\ate 
sch(K)ls will offer those courses that are either not taught in 
the puhlic sch(M)ls or else are unavailable in sufficient 
number to meet the desires of students. Th(^ third factor is 
ihe extent to which public sch(K)ls. and even colleges 
throughout the countn-. will decide to suln-ontract with the 
private si>h(K)ls for those vocational education coui-ses which 
they camiol provide for their students. A fouHh factor is lK)th 
the'increased c()q)()rate suln-ontracting of training with the 
scli(K)ls plus the significant expansion in conK)rat(^ purchase 
and operation of the schiH)ls. This factor is also likely to hav(^ 
an independent influence u[x)ri the general growth of lh(^ 
sch(K)ls. 

Twenty yeai-s later, Kurich (1900. 255-256) validated 
Belitsky's prediction: 

Cleariy, adults are creating the l)igg(^sl educational sector in 
the countn- and, spurred hy economic necessity, their 
numhei-s entering classRKnus in coqxjrations, in militarv' 
posts, union halls, government buildings, and on college 
campuses can only multiply.... 

Until fairiy recently the major j)rovi(lers have largc^ly 
chosen to go it alone. Now, however, the same competitive 
forces that are driving the increasing nvoi\ for training are 



driving the formation of alliances atiil other new ways to 
provide it.... 

At all levels of training for workers in many types of j{)l)s, 
more c(K)perativc programs are being put in |)lace. Some that 
have been going on for years are institutionalized and have 
fairiy well-s(^t patterns. But many, in fact most, of those we 
have described are new alliances, either improvising with the 
uncertain, ex|)erimental steps of ad hoc partners or dancing 
with controlled steps in a carefully designed choreography. 

()tli(>r authors have elal>oraled'' on the motives and fomis of 
these alliances. 

This tumioil represents a serious challenge to state |K)licy 
makers. Independent actions, driven by self-interest motives, 
stir up dust that blurs our perception of what lies ahead. W ith 
f(.\v levers at hand to fine-tune the Kube (^oldlnM-g contraption 
w(> know as a slates workforce, both initial plicy decisions 
(step 2) and sul)se(iuent decisions (step 3) can use a substantial 
infusion of infonnation about what these independent paiiies 
are doing (step I). 

Again, Mate |)olicy makei*s are expected to be faistrated at 
this point because no explicit commitnKMil is made to a pre- 
ftMTcd organizational structure. W hat may apf)ear to be wisliy- 
washiness is actually an artifact of the obscrxation eariy in the 
paper that "Itllie state, as a political entity in the L nited Slates, 
offeis great promise for practical strategic actions.'" TIk^-c is no 
unifomi structure that will sene all slates and constituent [)er- 
sonalities with equal strength and reward. The divtM^sitics of 
circumstance and intention mentioned eariier are vers- real and 
important. W hat is unifonnly applicable is the abstract charac- 
ler /ation of a recursive process, which offers ample o[)iK)i1uni- 
lies for strategic refinement. 

I'p to this point, the fed^Mal partner has been left out. It is 
apparent that anotlu>r legacy from the 198{)s is the "[)ushing 
down" of mandated financial responsibilities (e.g., welfare and 
h(^alth ex[HMulitures) from the federal level to the slates. There is 
increasing evidence that the stakes, in turn, are withdrawing 
from traditional financial bonds with local jurisdictions (e.g.. 
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state supfMHl of local sc1um)Is).''- Kxaniination of the financial 
underpinning of federal and state responsihililies for adult 
workforce quality is not underlaktMi Iktc, 

Having* said this, it is important to recall the series of federal 
initiatives in the l%()s through the 19a().s'^^ that created new 
competing institutions with the specific intention of hetter seiz- 
ing targeted populations: fostered spending coalitions (Kolderie 



1 W)) that lohhy to f)eqKMuate the flou of funds that had been 
triggered with little thought alwut the irreversible effects of 
quick prohleni-solving action: and [)roniote(l questionable evi- 
dence of'change within existing institutions in response to eligi- 
bility criteria that place a premium on "new and impnnecr 
seniccs. 



V. Toward Practical Recommendations 



Many recommendations for workforce (juality enhancement 
are already on the table.'^' (^)uick action on some of these will 
create new state 'i)reakaway" f)atterns. which u ill foster emula- 
tive waves that rip[)le acro>s the countn , TUo hi^to^ical fiattern 
of rccin-sive lv(^liavior to date sugg(>sts that this follow-the-Ieader 
belia\ior wiil involve relatively little strategic thinking. 

Then- /s widely shared agi'cenient that imc of the important 
goals of slate action should oe to create a climate that is condu- 
cive f- the successful (i.e.. prolltablei conduct of business. 
I here are many ways to characteri/,(» this process. Henton and 
Waldhorn {\9m. 227-228) distinguish between a traditional 
r<egative definition based on the absence of im[)ediments to 
autonomous action and an alternati\e [)ositi\e definition based 
on what is added. Flum (IWIa) distinguishes between defen- 



si\e and inno\ative actions in the lile-cyclc context and com[)le- 
ments this \silli Jo>{»ph Scluun[)eter s distinction between cre- 
ati\e d(>stmction (hastening the demise of noncom[)etitivc 
endeavors) and crcati\e recoiislmction (promoting the enuM- 
gence of competitive replacements for disa[)peariMg eniplos- 
ment opportuniti<«s), Ostemian ( distinguishes anumg 
entr>-, further, and remedial tra.ning because of the differences 
in [uiblico[)|)ortunitiesand res[)onsibilities with respect to (»ach. 
Hy whatever catchword, the issue is the same: W hat are some 
practical state opportimities and res|K)nsibilities to advance 
adult workforce skills in pursuit of this "climate"? 
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VI. Recommendations 



III lli(*s<* linu'sofscxric fiscal stress, it is ini})()i1anl to clearly 
(leriiu* which rcsjionsihihlics should he assijiiied to the local, 
slate, and federal K'xels. The (irsl j^roiipiiif^ «)!' three n^'onuiicii- 
(lations covers what is seen as a state's natural advantajic eoni- 
paretl with each ol the other jurisdictional le\els — eronomiosoj 
scale with res[)ect to what would otherwise he duplicative local 
activities, coupled with a recotrnilion of inipoilant interstate 
(iiflereiu'es with regard to possible ctMisideration of national 
acceptance ofthese respcnisihilities. 

The second grou[)ing of two recotiiiuetidaticMis includes wa\s 
in which a state can attempt to in^-Wv siishiimihlr proxies for tlw 
attributes of a c/mi."' This a greater challenge than the lirst 
grouping because high niohility rates in the I niled Slates limit 
the cohesiveness ()\er time ofa slate's residents. The goal is t(j 
create a viable sefise of "family" at ihe state level. 

The sixth, and linah recommendation proposes a sfMviiic 
realignment of current federal-state ndations. Here, advantage 
is taken of recent intenialionul events that have created a 
window ofopiiortunity lo a<'t \\\ a pre\ iously ineo!icel\ able wa> . 



Take Advantage of State 
Economies of Scale and Uniqueness 

Three recommendations are off<Ted here: each is based on 
the criterion that no one else will (Wt if the states don't. 

Rermnnwnddtion One. luwh state should itursti^ate how 
better use can be made (fits (dready existing: adnunistratire 
(lata s\st(^ms to add strate^'c "muscle" to public- and private- 
sector decisions that affect adult workforce (pud it u 

There are two ven different uses to which these data can hv 
put. Recall the discussion in the section on "(IniTcnt Adult 
W orkforce Quality.'" which disl jiguished between the need for 
■dw early warning system and the need for an accessible intelli- 
gence network. Just as in the cases of lightning and earth({uake 
sensors, what is needed here is a strategically driven "piace- 
nu'iit" of sensors about a state's labor market dynamics {i.e.. 
possible adult workforce renewal needs). Flynn's life-cycle 
approach offci-s useful guidance in this regard. The early warn- 
ing com|Kments of such a systi^n would be for problem detec- 
tion DUiposes (i.e.. for sounding an alarm). The accessible 
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intelligence network coiu|><)nenls would support a more 
infonned (i.e.. slratt^gieally driven) resrH)nse to this alert.*'*' 

There are many, veiy recent, state-s[)(»eifie examples of cre- 
ative uses of these data sources (e.g.. State Kniployment Securi- 
ty Agency wage records, both secondar) and postseeondan' 
school records, and employment and training program 
records).'' These uses are a predictable res|X)nse to the continu- 
ing plunge in data processing costs and to both mandated and 
**good citizen'' voluntar\- changes in attitudes alK)ut previous 
restrictive standards for the rek^ase of these data. The slal{*s are 
stmng out along a continuum of awareness of what can Ix- doiu* 
with these data. The states can also be j)laced along another 
continuum, based on their institutional capacity to bring these 
data to bear on policy issues. Both interest and ahilitv must be 
present. This creates an obvious ()p[)()i1unit\ for higlier-level 
leadership to recluce the costs each state must absorb to leani 
about what other states are doing. '" 

Recommendation Tiro. Each state should document ichat it is 
presently able to say about current instituti(m(il capacities to 
resjHmd to identified adult n orkforce needs. 

Again, states arc arrayed along a continuum of timeliness. 
c{)mprehensiveness. and accuracy of this type of infomiation. 
State Occupational Infomiaticin Coordinating Coniniittees have 
accepted res|x)nsibility (ov this role in a numl)er of states; how- 
ever, none is known to reflect the types of life-cncle and skill- 
standard certification imperatives tliat appear in the Klynn 
(1992) and Sheets (1992) papers. Few of the staters ha\ e made a 
serious attempt to maintain a cunent understanding of the mag- 
nitude and comj"K)sition of student flows through pri\ ate |X)st~ 
secondary- career sch(K)ls. Community collegt* re|K)rting systems 
are uneven in (juality and timeliness. 

There is a parenthetical intention hidden in the simplicity of 
this recommendation — those states that are shocked at how 
little is known about current institutional capacities to respond 
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to adult workforce needs are urged to take necessary steps to 
correct these deficicmcies. SymlK)lic action is not endoi*sed. Too 
much itifomiatiop of the wrong type is already collected. This 
has created substantial and irreversible cynicism among those 
who are asked to [)ro\ ide information to stale authorities. If 
there is no intention to use new infomiaticin in .supfH)rt of l>etter 
policy decision making, then the infomiation should not Ik* 
sought f()r mere cosmetic pur}>oses. Indeed, stales would be well 
advised to off(M* a (juid pro (juo to data [)ro\ iders — that new 
infomiation requests will be (at least) offset by deletion of un- 
needed infomiation lliat is nou collected. 

Rec(muuendati(m Three. States should investigate u he! her 
Canada s JOBSCAiS concept would meet some of their 
important information need.'i with resfwct to the life-cycle 
dynamics of their state economies. 

Canada's hlm[)loynient and Innnigi'alion Commission is near- 
ing the end of a decade-lotig (levelo[)mental phase for a neu 
(K'cupalional skills requinMiients/enibodiments data base and a 
derivative occuj)ational classification system.'*' Hri(*lly, this 
JOBSCAN system consists of 91 occu[)ation-spcciflc (or occu- 
pational (•luster-specific) <'heck lists, which both employers and 
individuals complete. In j)rinciple.''** these "employer require- 
ments" and "individual attributes" create a data l)ase that can 
then be used for a wide \ariely of diagnostic puiposes concern- 
ing the dynamics of an econonn". 

Canada exf)ecls to introduce lK)tli the JOBSCAN data base 
and tlu^ derivative National Occupational Classification system 
in the fall of 19^)2, after additional prototype testing and person- 
\\c\ training. Ohio has recently issued a liecjuest for ProjK)sals 
for vendor assistance in the design and implenientatioti of an 
K!iij)loyment Ser\ice Automation Pn)ject, which incorporates 
the JO BSC AN c()ncef)t as a con^ feature. 

JOBSCAN should not be seen as an off-the-shelf [)anacea 
that can Ik^ adopted with little dismption of cuirenl labor market 
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infonimlioii and lalx)!' rxclian^c praclit'cs; lumc^Ncr, it is a proiii- 
isingi'oiu'opl that warrants st^rious attention. Intoi-stalp (lilf'(T- 
emrs that have bmi riled thnniii^hoiil this pajuM' snpi)()i1 the 
state as the appropriate h^vel lor action on this reeommcndation. 

Create Clan-Proxies 

Two recommendations are olT<MtMl h(Te. 

Reconwivnddtion Four, States should expand the scope oj 
reciproad expeaat hits from those individuals aud orgamza- 
tions that accept benefits Jhm the state. 

It was pr<*\ioiisly n()t<*d that the business eonuiiunit) has 
become nuich more sav\\ in recent yeais about bow r(*s|H)iisi\c 
governors and Male lenishitors arc to tin-eatencd i-e(hiction^-in- 
force of incumlHMit <Mn[)loyees and to [)ros|M*cts of<^\panded 
emplovment in either (^xistin^ or new facihlic^. Other stat(»s are 
encouratced to follow the Unui of California's Kin[)l()ynienl Traiii- 
\x\^ F^anel in re(|uirinfi contractors who receive K'H^ funds to 
provide the stale with stwial security numbei-s of affected train- 
ees, so lh<*v can then be tracked to detenuine ulietber and how 
thev continue to contribute to California's economy. 

At adilTerent level of detail, but still in the spirit of reciproc- 
ity, it should be recojrniz<*d that an e\traordinaiy amount o( 
infomiation about unsuccessful candidates for jobs is lost once a 
hirinji; decision is mad(\ If more can l)e learned alxuit wh\ thoM* 
who are not cht)sen are dismissecl. then a much b(»tter approach 
to remediation could bedesi«ined. The liti^i<)U> nature of our 
s(KMety make> this a challenging!: pn)i)o^al. Husines>ies will (ear 
real hanii from revealing!: accurate information about iheir [)er- 
sonnel screening criteria. Anonymity could be promised, at 
least in a demonstratioii context. 

Recommendation tire. States should carefully inresti^^ate the 
consequences that follon from the forthcoming expansion of 
competency certifwatiotu 



There is one criterion that c(Uinot be used in persoiinel 
screening j)ractices: any univ<M'sal attribute. Kmj)loy(M's cannot 
sor1. or di>tingui>h among can(lidalt'>. if all candidates oKer the 
same measuHMl les el of compt^tence. Kmployci-s will then be 
forced to rely on some other sorting criterion. \s Thurow rioted, 
credential are line for those* who offer the jireferrcd status and 
for those who are the n*cipients oftbis pnT(»rence. The states 
have a comjH'lling interest in kr.owing who will be the winnei-s 
and losers in this competition. 

Tbi> is not an argument against comp<*tcncy lueasunMUcnt 
/;cr.s-c. It i> a warning that staters must be aleil to the group- 
>pecinc fallout that might be expected to accompany this action. 
The anticipated spn^ad of Tech-I'rep programs warrants particu- 
lar attcMition. W hat employment and earnings |)attenis will re- 
sult fors[)eci(ic ^ubgnuips within the population of tho>e who 
c/j/rTsucb a program tracks 

Endorse a New Type of Federal-State Partnership 

Just one fmal reconmiendation is offered here, but last is not 
lea^t. In man\ respects, this pro[)osal offcr> the mo>t pnnnix* for 
a fundamental bn\ikthrougb in bow adult uorklbrcc (|ualit\ 
advances ai'e made. 

Recommendation Six. The states should join with the I .S, 
Department (f Defense in achieving a recommitment (f funds 
and expertise from training military, personnel to adult 
workforce retwwai 

Like any organization that is facing a reduction-in-force. ibc 
militan sen ices will be ret-eptive loacrcati\e proposal lorwiiat 
lhe\ ought to do next. The large commitment of funds and 
skilled training [UM-somu*l. both militarN-specific and um'clated 
to militan tieetls, will be "u|> for grabs." 

Just as Kisenhowcr sold the interstate bighwa\ >\stem on 
national emergency [ueparcdness gi*ounds. so too can >ustained 
reiK^wal of the nation's adult workforce be^justified. Tlu' money 
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mc(hI not he "lakcn away" from l)('|)arliu(Mil of DcfcMsc. 
wliiVh has nuiltiplc adull conliniiinir (»(ln('aii()n unils williiii (he 
n'sp('cli\(' srn icc hranchcs. These mmtIcc hmiiches, hcmcver. 
an* (h'slrihiUrd uiiewiily throufihout lh(^ slal(»s— (hus the ratio- 
nale lor,s7(//e pai1nershif)s with tlie L'.S. |)ej)ailnient ()f Defense, 
or more accurately, v.iih (lie jn(li\i(lual hranelies. 



These fejjeral-Mate paHnerships could he exju'cted to have 
more suslaiiiahle jM'ospeels than most. \\ hat hetler mutual 
honding of inleresis than all (^ni^MvsM'onai Districts and (he 
L'.S. Depai1m(Mit of" Dc^feiise'i' 



Endnotes 



' '(■(//>(■</// ill iimtlic'iiialio is a [iinct'ilnif wlicicln ♦! Micccs^jiMi nl 
clrmciiK is clcicriiiiiu-d l>\ an o[HTiiti(>ii «ni niic ^)\■ nunc [iirctMliii^ 
rlriiiciit^ ii^iiij; an r\[iii<*il iiilc. \ rrattwifv nnKlcI iv\r;il> ii [iiticrss 
tliat cnii r<*pciit itself indcniiitely. or iintil a ^pcciricd ( (mtlitioii i> 
salisHcd. 

"■7V<m/o/(r;/i of shjitfgic aflinii in lliis m'iis<- {|(k-> lutt iiican ■a(*\ hu a 
ihoiciiijiligiMiij; iTcasu'iig of pnlilical and luncanriatir lK'ha\i(ii-. Iiisicad. 
Iia^ic mnli\c> atid i<'\('al«'d l»'lia\ ini> ai" a( ( <'|i|c(! a^ "j;i\ cn^. " 
AcKaiitap" is tlicii takrii of ilior innii\t> and !n'lia\ini> to •■|iiikri- 
ainiind tlic ftljirs" in [nactiral \\a\s ihal can hr r\|ic( trd (<> |ia\f 
iiii|MMiaiit cciiisfMiuciK-cs f(fr a sialcV (■niiip('titi\nu's> a> wril a> I'm i|s 
wurktoirr iii<"IIiIkts' ojUKiiluni lies to intt^pcr tlii(inj;li jn<»dncti\r 
cinployiiienL 

'Our iiutlior n'f<'!itl\ cliaiai tcr i/cd stairs ilial nifiaj;*- in ihi^ {iiacticr as 
kh'ffttK rari('s/\'\\'\>' was in loponsc (o Murifla ( /0\ (■i ikm- Liw Inn (!liil(>* 
rciiiaik thai 'i|»|*>f><"> i'^ siinirihiii'i vnn siral Innn r\mli(Hl\*" (sec 
Col<l(Mi|10<)l. I 1 Auj:.: U)|). 

Mft'ic lender iiicaii> "WvA ni" iiinsi icrnit Ui act.** Often, this delniilidn of 
K'adcrsliij) is (•(iiifiist'd w itii hesj-piarlicr aclioii. rnfnrtniiatrK . the 
(|ni<-kei tluM'nuilali\e it-sj)onst\ tlu^ less lik(-l\ the folhjwer is to kii(>\\ 
what lh<" ronse(|ueMees (if ai tion w ill \n\ 

W nf ihe reeoTnnuMidations offered at the end of the [laper is to ino\e 
iiuin' <il lhisf/f<f/re/i/'v\ nfdi(fVm\ves ahead of tlu' ado[)tion deeision. 
This is one ini|KHiunl aspeel of the reein-sive [noeess that is to W 
deserihed — \\\v status quo dial one poxenior and le«;islati\e hod\ lea\e 
as die result (»f their actions (and inai'tion) is the starting [)oint fr)r !heir 
sneeess(»rs. 



'■ Ihose whu ad\oealc sijr||ifi,.,.|,|t jncn-astw in rexHiice eoiniiiitiiieii|> lo 
profiiani e\ai(i.ilio!i rareU offer coji^'iit <'\planati<Mi> loi widespread 
disinterest in sneh aeti\ilics. \\ ||\ don't eir.ployerv srcrn in know niiieli 
ahout die pi(Klneti\il\ I'lfeelxif their own iii\esiiiirii|s in ti ainin^ir 
riea- lor a chaujie in heluuior woiihl he well sened h\ stailiiij; with a 
hetler nndeistandiiij: (»f eiiiTeiit lie|ia\ ior. 

■ Kefereike to the "(pialitv" of a slate's adnll workf(n-ee has little piaelicul 
MU'aniiig wilhont illiisirati\e anehors that [ir(niiole a iiiiiforiii nnder- 
standiii^ of the j^oal thai is staijrht. 1 If,-,.. impniiani eleiiieni> (»f 
(inalih ar<- propo?<ed: ( i 1 af\fH}rtuint\ — llie eiiirij;ing i iisli to einlnaee 
eoiiipeteiiey ineaMireinr-iit and \\(Hkdi<i>ed learniiifr inusl he aeeoin[»a- 
nied l»\ a [larallel inlrMe?.t in the hreadlli and depth of eontinniiif; 
einphivnienl oppoilniiitv: (2) //.'r/'///// r— hotli poll and pnsli foives li.e.. 
earnit^and sticks) are peilineni here: ^jucniiig nihs are 

tie( <*s>ai*\ in llie ahsenee (»f enlillenieiit (»ppoi1nnily Uw all sjinilarU 
(|nalifi»'d eandidalo. with nidespread mwepianee of lliesc rules l)einf; 
an iiiiportant diiiieiisinn t»f tpialiU: and I {) prodm fii if\ — vic-wed here 
a> a residual resnll (»f the <i|her three eh-inenh. which is a re\eisal of 
the more e(unnioti itieiilincatioii o| pnKhicti\ il\ as an (»<Milial 
prerequisite that liinils the e\|eiil |o which the other tlire<" eletnents ean 
he realized. 

'■ riie tenii <lrri.\i(ui >lionld he inleipreted as tin- ollsel^ed (Mitcoine of hojh 
intenti(uial (i.<'.. direct) and tliird-paiiy elioiee^. Keeall the pre\ious 
pessimistic coiudnsitm that pnrposehil aelion t() afh'cl adult workforce 
(jiiality nnist >\\'m\ npstreani aj;ainst a strong; tide u{ c(Minten ailing 
lorces (e.ji.. low ceilinj;son private iine^tnients in prodncti\ilv 
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<'nliimc(M»irrit lluil ii( <*iir (or tii;iii\ \\<'ll-<!n<'iiiMcnlcil iViiMiiis. 

\\<*ak IkiikIs liriwiTM cmiiltiNfis ami rm|i!(i\rcs. ami unccHjiinty almiil 

IIh' riitiin- \aliir iil ('(11111 iclrncics acciuircd Imhis). 

wii icfcrcuccs s<T\(* 1(1 cliiiify wluil ir* iiicani line. TIk- ciiiiccjil nl ;i 
cotwitrainrd ^Iwri'lcnu rhoiic oCnmipaniliiv mu'kftmr <}U(ilit\ can lie 
likened 111 Micluirl I'dilcr*- riincc|il i\ nalioii'-^ "clidirr ii{ |iiisiiiiiir 
iildiiK a (•iiiiliriiuiiii 111' intciiuitioiial (oiiiiirtili\cii(>*' (-'•■i' lNii1ci | 

Nalillll^ iliin*! "cIiiiom-'* atiy v lliaii slalc^ cxcicisc a (irvciM'ly 

di-fiiicd clioicc. INiili'i rii( ii?>c?^ DM iiliiJil iiuliiMi'ic^^ a^^ .1 iM.iclical 
iiriil-(if-analv?^is. wliicli pcrniils dim In assciidilc iisdiil (■(unparisnr.s 
aiiuiiiji nalidii?^. W hilc llic indii?>li\ iiiiil-(ir-iiiiJil\sis is less apiilicalilr 
here, the (•(iiicr|il (if '•(■iHiiisin^" a (■(iiniiaiali\c lanx-l (il adull wiiikrnivc 
(jiiality slianicfis llic j^mIimmiu'-iiI iiilriiiliirlinn (il llic rrairsiiv. n\' 
i('}i(Mili\c. fi'aliiic^of "die iiKidd. Tlii-- liiKMr cmiicciiI ii( a (•iiiiliiiiiniii is 
MiiipK a iiiiidcrii ada(ilauiiii iifoldci- "nHiils (ifciKTciM' ( (uiiiiaiiMMr 
U-nniiuildp in dn- i^dll^t^ial n-latidiis liUM-aliiiv {m-c I^i^^ j 1 In- 

imdli-diinciif^idiial J-onccpl assi^is in a \iMiali/.alidii nl iliox* wilh 
Malcwidc iiUcrv^l^ in adull wiiikfoivc (iiialih •Scdirliii^ almiil" l«>r 

aiiiiidprialc c parali\c MamlanU (r.ji.. wlial adjacnil ^lalc" arc duiii^: 

<ir what \nlnrralil(' sialc> j.rr nUcnii^l. 

NcilluT pdli!!( ianj> tmnitlicr r\(M'iili\c riianajjcr- arc rrNsanlnl Im 
candidU adinilliiij: dial "wc'iv >//// living In jicl a liandlr on llial 
[Miililcni." InMcad. each dllrii npls In hiildK a-^-cH llial "wr'w piinji In 
liivak nc\N firiinnd."* dc HnnnV chKprcnt pliraj>c captures llic ("-M-iict- nl 
this hciia\idi: "Nd diic is paid m j>it amund hcin^ -apahlc nl acliic\r- 
HK-iit. \vtlici-c i^ nil wav df assess i lit: hicIi cap-ahihty. il is nccrssin In 
[)a\ and prdiimtc accnnliiifj t(i \isihlc achic\ciiicnls. l ar hctlci In ilit; 
thr winnfjhdh- (cNcnniir tluH is ivciijiiii/.cd a^ iiciu^ wniii^) tn an 
iiiiprcssi\c depth tluiti tn sit amund wdndcrinj: where tn suii dii:<:iii«:. 
(See de HutUi | \^Hu\.) 

' Ittith III these «'\auiiiles n-ipiii hiillicr elahnratinii and n-nncinciit. The 
ke\ h-atures III inaturatinii thai an' procnled here ^hmilil suffice In 
ilhi^tiate the aci iiiac\ nf the iccuisi\e inndcl. This, ill turn, will 
pnn ide the phillnnii iijinii which new slnifrfrUvlh dcfuinl eiiin|iniicnts 
can Ik- a^seiuhled. 

-Afiain. thi^ \> imt an i\ni\-lnwcr lln^i^in^: nf the iiiefnci«'ncie^^ and 
irie(|uiti(s that accdinjiain nur iiiii(ine lilcnd nf pnhlic and pri\alc 
i^t(•reM^. I'lactical imiini\cuicnt> can he achieved withmil pi-n\nkiii<j 
alanued erics df **^ii\enunent iiiinisinir mi iirivate pi-ern^ati\cv. 

'HVcdl'the Krr avail cxemiilar nf llmitnl naliuilion may smiirise rcadci> 
\\\u) know that the KTIMsoi. -di the iiinst inlciiseK seriiliiii/.ed 
pn^^nlnl^ in tli<- cnnnliy (see dncnnieatation within this j,iil iscclinii). 
Tliis is the pdint— il"thij> is an c\aiii|iie nfliea\\diandcd e\aliialidii. 
what (hies this say almiit the assessments dfnther prn^ira'ns".'* 

'»As.senilil\ Bill :tUil. which was signed iiitn law nn Scptenihcr I I. l'>«2. 
Assenilih Bill l.> h antlinri/cd the Kiiiiild\inent Training Knnd (see 
Califdmia Statutes nf 10«2. Chapters lOTtand l()75l. 

'■■AUd ill mi. CalifoniiaV cduuniiiiily cnlle^e s\^t:-'iii eslahlished an 
Kmiihiyer-itased Traininji I Vdjiraiii. the slated jinals nf which were tn 
■•pi-dvide traininfj in new aiul eiuerpn^ technold^iical induslrics: 



prd\ide training Inr iin<'inplnyed. lereiiipld\e(l. thnse affected hy 

ccoiidiiiic dishicatidus and ihdse with ohsnlete (ir iiiad('(|iiate hkilU: 
secure deeper cdiiiiuilnicnl and iinnhcinent h'nm llic hiisiuess/ 
indiistiial cnnnnimit\ in siippnrl nrcnipldyinenl liaiiiiii^ pingrani^: 
|aiid| prd\ ide suriicicnl ncxiliility and eiicdiira«:cniciil tn allnw Ideal 
enllcfies td respdiid tn hieal iu*eds in a variety nCrnnii'^. Mich as m-w 
pid^iram^. hij^h ledi |irn^raius. seciirinj: facililies and eqiiipiiieni frnin 
indnstiy. dcv<'ld|iiii^ i-niisnitia of Cdllcp'^ nr |irdm*an^. nr iniidvati\e 
jii diiji nl prn^raiiis and ^c^iccs" (see Chaiieellnr s Oflu e 1 1<^»7|). This 
iippeais In he ihe "(nnl in ihe dnni" thai iilliiiialcly led tn the decree nl 
inlera^iciicy (■(Mipcralidii that is descrihe(l in the Inllnwinj: pajics. 

" The piirpnse (»f lliis trij;j^cr in all states is tn nfVer the hnsincss cnmtiuuiity 
a-^Miraiice ihal niice an acliiarialK pnideiit triisl hind lialancc is 
reached, the applicalile tax rate will Im- cut as much as pnssihlc tn 
iiiaiiilain .m ciinililiriiiiii helween the nnlflnw nf heiieni pa\iiiciits td 
i laimaiits and the enutinninj; iiillnw nf earmarked tax levt'iuies, hi fad. 
the delcriuinatidii nf ihe iip|irnpriate lri«:^ier level is lii^hK ediitrdvei- 
sial. and ihe stati-s' track records in uiaintainiii;^ Iriisi fund sdl\eiie\ is 
iine\ en. 

' This is titti an nneiii[)lnyiMciil cniiijii'iisalinn lax. It is a ddllardm-dnllar 
siili>titulinu nl a /K'fc Uix f'ni' the siinnllaiiedUs rediiclinn in the 
iineiiiplnMiicnl cniupensiilioii tax. This wiik-K niisimdersidnd 
disiiiictinii iv iiiipdrlaiil heeaiisc there has |,eeii a Innji-sjandin^ d<'hale 

al I the merits nrnpciiiii»i inleiiiplii\iiieiit ennipeiisal inn tnisi fund 

ace Its m withdrawal Idi liaiiiinji purpnses. Califdinia's Kin[du\meiit 

Training: I'lind dnes no! draw iiiuiii the iirieiiipldviiieiit ediiipeiisatiiiri 
lliist fund Idr this jiuipn-c 

'"Calilnrnia Slatnles ( ;hapter 1071. \H :U(il. Seelinii l.(a)aiid (hh 

'"Calilnrnia Staliics(:iia[ilei U)71 \U .UC) I . Seclinii l.ld). 

•"Calilnrnia Statute'' ( ".luililcr 1071. AH .Tlol. Seetimi l.(<-). 

■' K(n- exaiii|de. Massaehiiseils* Ba\ Stale Skills Cnrpdiatidii. which was 
erealcd ill 1<>H1 l>v the Massael iiisetts I .e^jslatiire as a (piasi-piihlie 
iiisiriiiiienlalih nf the (■.diumniiweallh and was placetl in the |'*.xee(ili\e 
Offiee df Manpnwer Affairs fnr adiiiinisiiati\ e pinimses. In iliis ease, 
the (aiNcrnnraiid his Secrctan nfKennniuic Affaifs -aw an npiini1ii!iil\ 
ill hi^li-leeli ciiiiipan\ chief execulivc nfflcers* licuinaniii«: the 
difficnllies llic\ wen- eiicnuntcriii<i in hiring: lechnicalK (lualified 
eiiipln\ees. This "wiiidnw nf np[»)i1miil\" was tn iis<' this ediiiplaillt Us a 
h'<jislali\e wcd^ie td increase ihe relevance and rcs(u msivenes^ ii( tlie 
('.niiiiiidiiwealtirs \neatiniial-tccliiiical schnnls. ediiimiiniU enlleges. 
and stale edllcp-s. 1 lerc. the eiiahlin^ lej:islatinn asserts that the 
tritical shnila^e nf training and ediicaliniial prnj;raiiis iieccssar\ In 
meet the <irnwinj; needs nf husiness and indiistiy fnr skille(i empldvees 
... /> ocni.sionrd h\ llir inahilih of'vdunitinnal insiiiitiiotis to scat re thr 
trsoitrcos nctvssan for the (IcirlofmiriU atid siihslaniidl vxpansion of 
pw^rums of skills IrniuiWfi and vdiirniwn tihich <irr consistcnl tcilh 
cmfiloMm^nl //Cf7/""leiuphasis addedl- In uther wnrds. Massachusetts 
and (^alifdniia ln<ik the same e\i<leiiee nf a pfdhleni — an allcj;ed 
shdHagc nf skilled candidate's f()retni)lnyiutNil. and pursued tdlally 
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(liftrrciU piillis. Ma^^jiclnisctth chose lo oflVrji nimn {ocnUro pnhlic 
pivsiiniplive (lelivt'iei> (ilVkill tiiiiiiiiifi s(»rvic(»s lo (»Il^^a^^(' in onlrracli 
1(1 new «'iiM<HmTs in tlic liif^li-icdi !ni?.iiuss (■(nniiiiinily. 

Assert ilily liill .'MrvK whicli iiiilliorizcd llic Kiiiployinriil Trainiiif^ ImiikI. 
placed lliis <'eiliiij^(in the aiiioii))! lhat could Ix^ placed in the Fund. 
.\ri\ excess n'veniics ironj this 0. 1 pcrcenl lav were to he dcj>osit(^d in 
die Mule's iiru'niployinciil compensation tnist fund. 

•^'And. jiol in<'idcrilall\. to he snre tlint a continning ncM'd lor the a|»[)ropri- 
aled fniuls <'(mld Im- <lcnioristrated. 

•''^onnJ^{l^>J^>. .HI )also noted that '•the Calilorniii I''.niph)\nient Traininfi 
l^ariel has se\tTal slrcn^ths. Those descnhed hy participjUirifi 
employer*; irH'iiKicd: the pro«:rarn's llcKihiliiy in rneetinfi their specille 
needs; ihc (|ui<'k n"-p<Hise lime l<i funding requests: and tlu» lack of 
papcnxork/* 

•''*l'his is a inn\4Tsal tension for state i)io^rani ruan.igers (m-c Sle\ens 
I Vm, 12|: and (;nn/.glass and Heidkarnp 1 1VH()1). 

•'Such as h'gislativc action to hroailcn the rangt' of eligible reeipii-nls of 
Irainiiig IniuU lo include n(Mipntfit and go\»'rnnient employers wlxf pav 
die KtnploNMH'Ml Training Tav, (See The Kmplovnient Training Panel 
|1Wk1|,) 

■'■The Pan(Ts .jannai-v/Krhrnan ITOi Xcuslvttcr repoiied that it was onK 
at "...the eiul of hW) ulien. for the first time, the demand for P.inel 
tiaining as'-iMan<"<' e\ceed<'<l the snppiv of a\ailalile furuU and tire 
l\uicl was f<in'e<l lotnrn .'iwav pn)specti\e conlractoi-s." 

"'S<'e tlu' tliir<l IndhM <Hi ptige2l in this jiaper lor tln' statuton mandatr'. It 
\va> well krumn in \^>H2 how to iniplernent this nKnidate. (See Stexcns 
I ivra 2! 7-2 ! 1 1 :ind Stevens el al. | m\. I8;i-2i;i]). 

•"'This is the Panel's //>.\/ pnhlislied Anmuil Plan, mandated in .\-.'-cnd)l\ 
Hill 2a w-hieh t(Kik effect Jannan 1. This legishilion alsd 

eslahlislied n<*w accotnitahility standards and new pritirities for 
funding, 

^'Tliis fignr<' int hides the .S.").') niilliiui hase allocation phis diserieuinhered 
furnls and accnied interest on the lunphtyment Training Ta\ funds. 

*'Tlie ('alifiiinia Supplier lnipro\ eineiit Plan is a state agency cons(>rtinru 
appnuK'li U\ siij>p(Mling ^inall hnsines^ suppliers to larger aeronantical. 
acrospa<"<', and (h'fense niaiuifaclurers. 

*'Tli<- {finutil Plan reports that "lt|hc Panel will gi\c special consideration 
U) iraiiu'iig [>r<»gr;mis developt^d with the (iliancellorV Office of ihe 
donnuunily (]<»! leges and the Statt^ Deparlmcnt of Kducatiori in tlu*sc 
[(Jalifornia Supplier Iniproveuient Plan] skill areas or U) the (k'veh)ji- 
ruenl of slandard curricula lor these occupations dial are shared among 
groups <if sniall and medium sizefl employers." 

**'l'hc last tlire<* furnling categories were actually de--cnhed by dollar 
amounts, M<M'ause the annual allocation was to he SKH) million, these 
luue been couN crled l<» percetitages for consistency. 

*'()r, has been Mirgi<'all\ altered to adapt. 



''K(ildcn*c ( P>Jif)). in his sUidy of "privalizati(»n." refers t(» the powerful 
joiniMg of forces hy those with aeoiiniKm (selfish) interest (o gain 
advantage over the difhiscfl interests of less alteruive individuals and 
organizations. 

'"Section 10205(1)1(5). (S<'e Creticos. Dnscha and Sheets 1 P)<K)1: arid 
Sheets 1 1WI|.) 

*'Tli<' (►ther cooperative project betw(-en the Piinel and the(i(KX»C/ 
KI)>N<M is th(» pre\iously mentioned Supplier linprov(Muent I'rograui. 

"''lliis .\cwslvtfrr also reports the 1 WI-02 funding level at million. 

'''And ill Klyiin (P/)2) and Sheets (1992), alM> prepared for The I'niversity 
(if Penns\l\ania's National (ienteron the hiducational Quality of the 
\\ (irkforce. 

"'I'Acepting Mississippi's introduction in \0'M) of a "balance buhistrs 
W itli Agricnltnre Act." which appeai-s to be the pi<»n<'er among >tate 
iiuhistrs -spceiflc traim'ng pnjgranis. N<irth (lanilina's initiative in 1957 
is generally ackiKiw ledged to have been the "breakaway" h'ad<'r, s()()n 
folhiwed hy its neighbor tothesondi, and then by six other states t)ver 
the nexl 12 veai-s — all adminisleretl through slale ediiealioii agencies. 
Final 1\. bouisiana broke raiik'^ in P)75. establishirrg the first such Mate 
[jrograni ii(iniinistered through a slate ee()n<uuic dc\ clopnu^nt agency, 
l^arts (if this subsection are from Stevens (1989). 

"'llu^ hidiistiy Sen ices Training Pn)grain budget at ibis time wasSFS 
inillioiu 

In {irnriso language acc(nnpanying Specific Appropriation .587 of the 
1989 (Jenerjil Appropriiitions Act. 

" Sec Knignian (P><>l.Hl|21: «()>JU): and Hanoand Sahi-I-Mailin 
(PXM:1, 107-182). 

"\X'e cire^ already inundjited with figures, which are rarely subject to 

mKinibign(His inlei-];;'et:iii(jn or to eas\ combinalion with other figures or 
(|nalitati\e iiihirmatioir 

'Mf the (^Nistence. --evenly, or liiuiog of a problem is unpreeedented, llieu 
there is unlik(dy to be a (MKlified renredy available. 

'"The April I, 19B9 issue (if '/Vjc Evommiist included an article entitled 
"Fightning: flash (-(irdon (lightning detection network)." which 
dcscrihed the planned deployment of a satellitediased lA^htnin^ 
V/z/i/J/'/JA' .SV'/i.\or system. Sponsored in pai1 by NASA and private utility 
(■(uupanies, the detection network is lo lie designed lo monitor the 
location, incidence, and intensity of ligliliiing. These data are intended 
to peiinit a more efficient tcirgeting of fiilure investments in llie 
prevention of damage to sensitive e(juipnient and to reduce human 
risks. The deployment of earllujuake sensors for id(^ntical reasoris is 
well known. 

See Koseiifeid ( WX). ()(2): m. 

See McDonnell ami Gndib W)\: Biint and Karabel 1989: Furieh P/X). 
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^'Indeed, particularly since passage of the Carl D. Perkins Vocational and 
Applied Technology- Act of 199(). it is becoming increasingly difficult 
to define the boundaries of "vocational" education. 

» See Chuhb and Moe (1990); Sheets and Stevens (1^>92). 

See Doeringer (1991); Ostemian (1988); Industrial Relations Research 
Asso<-iation (1987;19^X)); Creticos. Duscha and Sheets (1990). 

» However, suits are pending in nearly a thiiti of the states lo force state 
equalization of education spending among school districts. 

'"^Mncluding the Area Redevelopment Act of 1%1; the Manpower 

Development and Training Act of 1%2; the Vtx-ational Kducation Act 
of 1963; the Public Works and Economic Development Act of 1965; 
the Higher Education Act of 1965; the Comprehensive Employment 
and Training Act of 1973; and the Job Training Partnership Act of 
1982. 

^* Including l.S. Department of Education (1991); The Commission on the 
Skills of the American WovkfoR^e (1990); The Secretary's Commission 
on Achieving Necessarv" Skills (1991); National Govemoi-;* Association 
(1991); Bosworth {W2)\ Osterman ( 1990); Canievale ( 1991). 

■^SeeOu ^>i(19ai); Ro^enfeld ( 1990). Briefly, t\ o of the crucial featuro 
of an ei rtive clan are a conmion core of sluued values an(l a reliable 
social memon- that connects current sacrifice with eligibility for future 
rc-ward (and the minor image of this— accepta.H e a present n^ward 
being balanced by a willingness to accept future sac-rifice). 



'^'These are two very different requirements. a> AT&T recently discovered 
the hard way, Sensors may be functional and appropriately placed, but 
someone has to be there to respond to the alami. 

"See David W. Stevens (U)92); Baj ami Trott (1991); Bross (1991); 
Stevens (1991); and Middlebrooks and Stevens (forthcoming). 

**Ue National Governors' Association has already accepted leadership 
responsibility for parts of this scope-of-work. The National Commission 
for Employment Policy is also committed to a complementary role. 
Northern Illinois University has been working with states in the upper 
Midwest in a related capacity. The I'niversity of Baltimore is working 
with Mid-Atlantic states to form a sustaining c-onsortium that can 
address common policy issnes in a timely and efficient way. 

'•"See David Stevens (Forthcoming). 

'^'Tlie (iQlual usefulness of this check-list system depends ui)on the proce^^s 
through which employers ami indi\ iduals complete the check list>, and 
upon what is done with this infonuation once it has been collected. 
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